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The legislature in its action upon the budget seems to have been 
effective as a reviewing and criticizing agent of the governor's pro- 
gram. Most of the review work, however, was done by the finance 
and ways and means committees. The intent of the budget amend- 
ment, it appears, was that more consideration should be given to the 
budget upon the floors of the legislature than it received this year. 
There is room for much improvement in the legislative procedure for 
handling the budget. While it is true that every member of the 
legislature was supplied with a printed copy of the governor's budget, 
and knew at once from the printed journal of each house just what 
supplements the governor had made, still it is not probable that many 
of the members scrutinized the budget very closely. 

The governor's budget has so far given general public satisfaction 
and no desire has been expressed to return to the former haphazard 
methods of making appropriations. Of course, it must be borne in 
mind that the governor was not so free in making his budget recom- 
mendations as he might be if he were the real head of the administrative 
branch of the state government. He was also hampered in gathering 
his budget data by a system of public accounting that is not at all 
adapted to efficient budget making. Adjustment and reform along 
these lines will tend greatly to improve the system and to make it a 
real executive budget. In addition to these changes, Maryland needs 
to adopt methods for standardizing the positions and salaries of the 
state employees, and also to install a central purchasing department 
for state agencies, both of which, however, are not directly a part of 
the budgetary procedure but are designed to contribute effectively to 
the successful operation of the budget system. 

A. E. Buck. 8 

Bureau of Municipal Research, New York City. 

Budget Progress in New York, New Jersey and Massachusetts. 

The New York legislature of 1916 passed a law establishing a legisla- 
tive budget system for the state. 1 In the same year, through the efforts 
of Senator Walter E. Edge (now governor), the legislature of New Jersey 
enacted a law providing for a state budget system of the executive type. 2 

6 Mr. A. E. Buck was the specialist secured by Governor Harrington to aid 
in preparing the budget and the budget bill. 

1 Laws of 1916, ch. 130. See American Political Science Review, xi, 111-113 
(1917) for an analysis of the law. 

1 Laws of 1916, ch. 15. See American Political Science Review, xi, 113 (1917) 
for an analysis of the law. 
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Two budgets have since been made up in each of these states under the 
operation of their respective laws. In 1916 the legislature of Massachu- 
setts created a supervisor of administration, who took over the budget 
duties of the commission on economy and efficiency established in 1912.* 
It will be of interest to record briefly the progress made in the budget 
procedure of these states since the passage of these laws. 

New York. Each of the three budget agencies — the governor, the 
comptroller, and the joint legislative budget committee — used a sepa- 
rate set of estimate forms in collecting the data for the 1917 budget. 
The preparation of so many forms, twenty-one in all, created a great 
deal of confusion among the various state agencies, and besides there 
was little uniformity in the information so furnished. Before the 
budget was completed the need for a uniform set of estimates was evi- 
dent. When it came time to make up the 1918 budget the three bud- 
get agencies worked out and agreed upon a standard set of estimate 
forms. Full instructions were sent out with these forms, and as a 
result the estimates when filed were much more satisfactory in their 
contents than they had been the previous year. However, the prac- 
tice was continued this year of making and presenting to the legisla- 
ture three separate compilations of the estimates, one by each of the 
budget agencies. The main purpose of each of these compilations 
seems to be to tabulate the estimates, and even this is done more or 
less incompletely. All three are lacking in full and complete informa- 
tion as to how the expenditure program is to be financed. Besides, 
there is the added and useless expense of thousands of dollars to the 
state for editing and publishing three compilations, which are only 
transcripts, more or less complete, of the same data. It would seem 
wise to combine the good points, both in form and arrangement, of the 
three compilations into a single document, which would contain all the 
information submitted upon the standard estimate forms, and at the 
same time set forth a complete survey of the state's financial resources 
together with the condition of its bonded indebtedness. 

For three years Governor Whitman, with the aid of a special budget 
staff, has prepared a tentative appropriation bill and submitted it to the 
legislature at the beginning of the session. In the first of these acts, 
which was submitted to the legslature of 1916, the governor proposed 
to bring all appropriations into a single bill and to make the appro- 
priations in lump sums with itemized schedules and a system of transfers 
under executive control. The legislative committees in preparing their 

* Laws of 1916, ch. 296; also Laws of 1912, ch. 719. 
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general appropriation bill accepted the governor's plan to the extent 
of adopting the high itemization of appropriations, but without sched- 
ules or provisions for transfers. The joint legislative budget committee 
has followed the same scheme in making up the annual appropriation 
bill for 1917 and that for 1918. The governor in preparing his appro- 
priation bill for 1917 abandoned his plan of the previous year 
based upon lump-sum appropriations with itemized schedules and the 
power of transfer, and adopted the legislative system of segregated 
appropriations without transfers. He carried this to the extent of 
requiring all appropriations to be thoroughly itemized. The legis- 
lature refused to itemize its appropriations for salaries and maintenance 
and the governor vetoed them, but they were immediately passed over 
his veto. The effect, however, was that the appropriations for legis- 
lative purposes were itemized for the 1918 budget. As a result, a highly 
itemized form of making appropriations has been developed. 

Two years of experience have shown that this extremely segregated 
form of appropriation bill is very inelastic and does not operate satis- 
factorily, especially as applied to the institutions. Already Senator 
Sage, chairman of the senate finance committee, has expressed himself 
in favor of making lump-sum appropriations for maintenance and 
operation, and of continuing to itemize only the personal service. It is 
observed that this would give the administrative officers of the insti- 
tutions and departments the necessary leeway in making expenditures 
and would be much better than the present rigid program. The same 
itemization would be continued in the estimates and the allowances 
would be made for each item by the committee, just as they are now, 
but they would only serve as a guide in the expenditure of the lump- 
sum amounts that the appropriation bill would carry. Each spending 
agency would be required to report monthly to the comptroller its ex- 
penditures under each lump sum; and if it did not follow the itemiza- 
tion of the budget, it would be required to explain the changes, 
next legislature. 

Acting under the provisions of the budget law, the legislature has 
created a permanent budget staff to assist the joint legislative budget 
committee in its consideration of the proposals and requests for ap- 
propriations. This staff, during the two years that it has been in exist- 
ence, has gathered a mass of valuable data relative to the services and 
needs of the several spending agencies of the state. 

The procedure of the legislature in enacting the appropriations leaves 
much to be desired in the way of effective criticism. It is true that 
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the budget law provides for a procedure by which the general appropria- 
tion bill may be open to discussion for at least eight legislative days 
between the time of its introduction and passage. However, such dis- 
cussions are becoming more and more a matter of form, and are usually 
participated in after the bill has reached its third reading and just pre- 
ceding its final passage. The minority party, despite the fact that there 
are always a few minority members on the joint legislative budget 
committee, is practically without influence in the preparation of the 
budget and has very little weight when it comes to the passage of the 
appropriations, owing to its inability to offer telling criticism. Senator 
Wagner, the present minority leader, proposed in 1916 and again in 
1917 an amendment to the senate rules providing for the appointment 
of an audit committee consisting of five minority senators. The func- 
tion of this committee was to review and criticize the financial measures 
of the majority, and also to examine the comptroller's reports in order 
to detect waste and inefficiency in administration. It seems advisable 
that such a committee should be created to give the members of the 
minority first-hand information of the finances of the state and to 
develop intelligent criticism. 

There are far too many appropriation bills under the present pro- 
cedure to be at all consistent with sound budget making. The budget, 
or general appropriation bill, as made up by the joint legislative budget 
committee and passed by the legislature, does not by any means com- 
prehend all the demands made upon the state treasury It appears 
that the budgetary procedure amounts to deciding upon and enacting 
individual measures, one by one, throughout the entire legislative ses- 
sion, without the formation of any definite plan, except as one exists 
in a tentative form in the mind of the joint legislative budget com- 
mittee. In 1917 there were 89 separate appropriation acts: in 1918 
there were 90. Each of these bills is reported, considered, enacted and 
signed by the governor separately. The result is to complicate the 
budget procedure and to confuse both the legislature and the public. 
An additional complication is introduced by the fact that appropriations 
for the same organization unit are scattered through several appro- 
priation acts passed at different times during the legislative session. 
A definite procedure should be adopted for handling all special appro- 
priation bills, and besides, all appropriations for any given organiza- 
tion unit should be included as far as possible in one appropriation bill. 

Through the efforts of the comptroller a uniform system of ac- 
counting is being introduced into all the state agencies. Such a sys- 



STATE ADMINISTBATION 525 

tem will assist very rftaterially in the collection of the estimate data 
and in the better execution of the budget appropriations. It will also 
enable the appropriations to be intelligently compared. 

A concurrent resolution to amend the state constitution in relation to 
debts contracted by the state passed the 1918 legislature. 4 This resolu- 
tion embodies the provisions of sections 2, 4, 5, 6 and 7 of article ix 
of the defeated constitution of 1915. It provides for a serial bond 
system instead of bond issues secured by sinking funds, which have 
proved uncertain, complicated and expensive. It also prevents long 
term bonds from being issued to pay for short-lived improvements. 
At present the contributions to the sinking funds vary in amounts and 
are so uncertain that there is a surplus of about $35,000,000 above 
the amount needed for amortization, as computed upon an actuarial 
basis. The proposed amendment provides for automatic and correct 
annual contributions to insure a normal increase in these funds, so that 
each will be sufficient to pay the debt at maturity, and also for exchang- 
ing the sinking fund bonds for the simpler and safer serial bonds. In 
order to become a part of the constitution this proposed amendment 
must be passed by the next legislature and ratified by the people. 

For a number of years the state hospital commission of New York 
has been purchasing supplies for the insane hospitals under its con- 
trol. The legislature of 1918, however, acting upon the recommenda- 
tions of a commission appointed in 1917 to investigate methods of pur- 
chasing, enacted a law providing for the establishment of a central 
purchasing department. 5 Such a system when once established should 
operate to increase the economy and efficiency of the budget system. 
It should also act as an effective means of controlling the supply end 
of the budget. The experience of central purchasing in other states 
has demonstrated the value of such a system in securing a better qual- 
ity of supplies at lower prices than can be done by other methods. 

A law passed in 1917 provided that service records and ratings be 
kept in the various departments, and the civil service commission is 
now installing such a system.' There is, however, still great need of 
classification and salary standardization of the civil service. 7 Such a 

4 Print No. S. 1668, proposing to amend sections 2, 4, 5, 11 and 12 of article 
vii of the constitution. 

« Laws of 1918, ch. 400. 

« Laws of 1917, ch. 653. 

* Recommendations were made for civil service standardization in the report 
of the Horton Civil Service Committee (1916). 
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system would place the responsibility of making salary increases in the 
budget largely upon the shoulders of the administration and would not 
take up the time of the joint legislative budget committee and the 
legislature. Moreover, it would allow the administrative officers of 
the state to exercise their judgment in the choice of their subordinates, 
and would provide a means whereby efficient service could be re- 
warded on the basis of merit rather than because of political influence. 

New Jersey. The estimate blanks employed in the preparation of the 
first budget (1917), while modeled directly after the forms suggested 
in the rules appended to the budget law, were found in practice to be 
indefinite and confusing in their classifications; they did not provide 
for the reporting of sufficient information, and they did not coordinate 
the budget data with the work of the central purchasing department. 
In the preparation of the 1918 budget the estimate blanks previously 
used were supplemented by other forms calling for a detailed estimate 
of farm, shop and industrial activities, a complete summary of requests 
for appropriations to accompany the estimates of schools, and a similar 
summary to accompany the estimates of institutions. The main budget 
classifications were the same as those used the previous year, but 
somewhat greater detail was required. The institutions were required 
to give their per capita cost for each budget classification. 

In preparing the budgets of 1917 and of 1918 it was found that too 
little time was allowed for the careful review and revision of the esti- 
mates by the governor. The estimates were not submitted to the 
governor until November 15 of each year, owing to the fact that the 
fiscal year of the state ended on October 31. The space of two weeks 
after the close of the fiscal year was too brief for the satisfactory prepa- 
ration of the estimates by the spending agencies, and the governor had 
only about six weeks at his disposal after the estimates had been sub- 
mitted to him until he was required to send his budget to the legisla- 
ture. To remedy this situation a law was passed by the 1918 legisla- 
ture, which changed the beginning of the fiscal year to July 1 . 8 Another 
law, amending the budget law, made October 15 the time for the sub- 
mission of the estimates to the governor. 9 This change has the advan- 
tage of bringing the beginning of the fiscal year about four months 
nearer the time of the filing of the estimates, and likewise the passage 
of the budget correspondingly nearer. 

* Laws of 1918, ch. 144. 

• Laws of 1918, ch. 221. 
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The budget law provides that the governor may appoint two special 
assistants to help him in the review of the estimates and the prepara- 
tion of the budget. In the preparation of the first budget Governor 
Fielder designated one special assistant, whose duties were mainly 
clerical. He also consulted with the state treasurer and the state 
comptroller in the review of the estimates. Governor Edge, however, 
in the preparation of the 1918 budget, employed two budget assistants, 
one of whom visited all the state institutions and investigated the 
necessity of the requests for appropriations. He was likewise assisted 
by the state comptroller and the state treasurer, who with himself con- 
stitute the state house commission. He also invited the joint appro- 
priation committee of the legislature, the members of which had been 
designated in advance of the session, to sit with him at the public 
hearings on the requests, and thus obviated the necessity of the ap- 
propriation committee duplicating the hearings, as had been done the 
year before. 

Considerable improvement has been made in the form and contents 
of the 1918 budget over the previous one. The arrangement of this 
budget is much better and the information that it contains more com- 
plete. An account is set up for each organization unit and the various 
amounts to be appropriated under this account are designated as items. 
The items within an organization unit are grouped under the heads of 
the budget classification, that is, salaries and wages, maintenance, 
repairs and replacements, new buildings and miscellaneous. Totals 
and subtotals are given and the explanations of the requests are printed. 
The number of employees, students, inmates, etc., are shown. How- 
ever, the information given in the budget still lacks considerable of the 
necessary detail to enable the members of the legislature judiciously 
to consider the various needs of the several spending agencies. 

For constitutional reasons the budget law contains no provisions 
governing the legislative procedure upon the governor's proposals. It 
has been the practice of the joint appropriation committee, after having 
received the governor's budget, to do whatever investigating it deemed 
necessary and then proceed to draft the appropriation bill, disregard- 
ing, if it chose to do so, the governor's recommendations. In fact, 
the governor's proposals have had very little influence over the amount 
of the final appropriations, especially when he was a member of a dif- 
ferent political party from that of the majority of the legislature. The 
legislature has followed practically the same procedure since the adop- 
tion of the budget system as it did before in making appropriations. 
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In 1917 the joint appropriation committee did not present the appro- 
priation bill to the legislature until the final day of the session, when the 
bill was passed with little opportunity for examination or discussion. 
The procedure, however, was improved somewhat in 1918 by the fact 
that the joint committee submitted the appropriation bill to the 
legislature three or four days before final adjournment. 

A striking improvement has been made in the general form of the 
appropriation act. In the 1917 appropriation bill the amounts appro- 
priated for each item were spelled out in full, classification was want- 
ing, and there were no totals. It was, therefore, difficult for the legis- 
lators, or anyone else, to ascertain the total appropriated to any organi- 
zation unit. The 1918 appropriations have been set up in items of 
sufficient detail to reflect the budget, and the amounts appropriated 
have been given in figures, extended to a column, and totaled for each 
organization unit. A compromise has also been effected to some extent 
between the highly itemized form of making appropriations and the 
lump-sum form. In practice the former method has proved too rigid 
to permit the proper exercise of administrative ability, and the latter 
form has been regarded as giving an opportunity for graft. The ap- 
propriations to a number of the state institutions have been made in 
lump-sum amounts with supporting schedules to control the expendi- 
ture of the funds. By sections 6 and 7 of the appropriation act the 
comptroller has been given the power to interpret the intention of the 
purpose of all appropriations. 10 This is designed to give greater 
flexibility to the expenditure of the state's money. The budget law 
has also been amended to permit greater freedom of transfer by per- 
mission of the state house commission between items of appropriations 
granted to an organzation unit. 11 All the appropriations for the fiscal 
year 1918-19, with two or three minor exceptions, have been included 
in the general appropriation act, so that practically all special appro- 
priation acts are eliminated. 

Formerly, a large supplemental, or deficiency, appropriation bill was 
passed each year; but since the budget law forbids the passage of such 
bills, the legislature of 1917 placed in the hands of the state house com- 
mission the sum of half a million dollars to take care of all emergencies 
that might arise throughout the year. This policy, it is claimed, has 
worked well, and is to be continued. 

New Jersey has several laws recently enacted, the operation of which 

10 Laws of 1918, ch. 221. 

11 Laws of 1918, ch. 290. 
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tend to develop and strengthen the financial system of the state. A 
central purchasing department, created in 1916, has operated success- 
fully in conjunction with the budget system to secure greater economy 
in the expenditure of the public funds. All supplies of the various 
state departments and institutions are purchased through this central 
agency. 1 * Several laws were passed in 1917 providing a uniform 
budget procedure for municipalities and counties of the state, and 
establishing a scientific policy for their financing in anticipation of 
the receipt of the tax revenues. 15 The legislature of 1918 passed a 
law vesting the regulation and control of all the state charitable and cor- 
rectional institutions in a state board of charities and corrections. This 
board has control of all appropriations made to these institutions and is 
the only agency that can submit to the governor their estimates, which 
may be reviewed and modified by the board before submission. 11 An- 
other law provides for the classification and salary standardization of the 
civil service of the state and the establishment of a bureau of personal 
service standards and records. 15 A third law empowers the civil 
service commission to apply classification and standardization to the 
positions and employments in the civil service of the several counties 
and municipalities. 18 

Massachusetts. In 1916 the economy and efficiency commission, 
established in 1912. and charged with the duties of examining the esti- 
mates and making financial investigations, was abolished and the office 
of supervisor of administration was created with practically the same 
budget duties as those of the commission. He is appointed by the 
governor and confirmed by the council for a term of three years, and is 
given authority to appoint a staff of assistants. 

Under a joint order of May 23, 1917, a joint special committee on 
finance and budget procedure was appointed, consisting of three sena- 
tors and six representatives. This committee was directed to "concern 
itself especially with a study of budget procedure" and to "report a 
preliminary budget or financial scheme for the fiscal year commencing 
December 1, 1917." 

The committee was formally organized on June 12 and sat during 

» Laws of 1916, ch. 58. 

'» Laws of 1917, ch. 192, 153, 154, 155, 156 and 212. 

» Laws of 1918, ch. 147. 

» Laws of 1918, ch. 24. 

" Laws of 1918, ch. 54. 
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the remainder of 1917. It was divided into three subcommittees in 
order to cover the field of investigation for which the committee was 
created. The work of the committee was grouped under three main 
heads, namely: budget and other financial matters; motor vehicle fees 
and fines; and the consolidation of commissions. Each of these divi- 
sions was assigned to a subcommittee for investigation. Mr. L. H. 
Gulick, of the Training School of the New York Bureau of Municipal 
Research, served as secretary to the committee. 

Estimates were received by the committee, numerous hearings 
were held, and the subcommittee on the budget visited practically all 
the institutions of the state to study at first hand their various needs. 

A preliminary budget plan for financing the state for the fiscal 
year 1918, together with an appropriation act was drawn up by this 
committee and submitted to the legislature in January, 1918. 17 Special 
emphasis was laid upon the requests of institutions for capital outlay. 

In its report on state finances and the budget 18 the committee dis- 
cussed at length the defects of the present system of state financing, 
and recommended the adoption of a budget system in which "the 
governor must be connected with the preparation of the budget." 

An act was passed by the 1918 legislature 19 requiring the super- 
visor of administration "to prepare a budget for the governor, setting 
forth such recommendations as the governor shall determine upon." 
The contents and general arrangement of the budget are prescribed. 
It must be submitted to the legislature not later than the second 
Wednesday of each January. All appropriations based upon the 
budget are required to be incorporated in a single bill. No legisla- 
tive procedure for considering the budget is prescribed in the act. 

The constitutional convention of Massachusetts, which met during 
1917, received five resolutions relating to the budget, all designed to in- 
crease the authority of the governor, and four providing for an execu- 
tive budget, one of which was a copy of the Maryland amendment and 
another a modified form of it. This convention took a recess during 
the session of the legislature; and is again meeting to consider, among 
other things, the adoption of a budget system. 



A. E. Buck. 



Bureau of Municipal Research, New York City. 

11 House doc, no. 17. 
18 House doc, no. 1185. 
» Laws of 1918, ch. 244. 



